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Report Summary

Developing and maintaining a quality workforce is one component of
sustained economic development. To that end, Virginia invests millions of dollars
each year in its workforce. In FY 2002, for example, approximately $255.8 million
was allocated for workforce training in Virginia. About $173.2 million, or about 68
percent of the funding, was federal. Historically, the approach to workforce training
has consisted of a patchwork of programs providing employment and training
services to various target populations. For the most part, these programs have
operated independently of one another, raising concerns that there may be
duplications of effort or inefficiencies in some services. Customers would have to
know where to access services and then go to multiple places to receive those
services.

Congress substantially changed this paradigm of delivering workforce
training services with the passage of the Workforce Investment Act (WIA) in 1998.
The WIA mandates a service delivery system that consolidates access to 17 federally
funded programs through one-stop centers. Essentially, the centers should act as
brokers, providing seamless services to customers through the cooperation of
multiple providers. This shift in practice is facilitated by local workforce investment
boards, which, in collaboration with local elected officials, establish partnerships
with local entities that administer the programs mandated to participate in the
system.

In July of 2000, Virginia implemented the WIA and established the basic
framework for one-stop service delivery mandated by the legislation. However,
there was a concern that while the basic structure was in place, the Commonwealth
had not achieved the seamless delivery of services intended by the WIA. Given the
challenging economic situation currently facing Virginia, how the Commonwealth
spends limited federal and State dollars earmarked for workforce training is an
important public policy issue. There was a concern that public dollars available to
train workers may be bureaucratically entangled rather than serving the workforce
training needs of Virginia's citizens and employers through the one-stop service
delivery system.

In response to these concerns, the Joint Legislative Audit and Review
Commission (JLARC) directed its staff to review workforce training in November of
2000. In addition, the 2002-2004 Appropriation Act directed JLARC to review the
State’s implementation of the Workforce Investment Act and evaluate the
administration of the Act by the Virginia Employment Commission (VEC), which is
the agency designated as lead for the WIA. As lead agency, the VEC is responsible
for assisting in the development of the State’s delivery of workforce training
services, and there was a concern that the VEC was not the appropriate agency to be
responsible for the statewide workforce training effort.

The findings from the JLARC staff's review show that Virginia lacks a
coherent, coordinated system of workforce training. The 22 State-administered
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workforce training programs are fragmented and spread out among ten State
agencies with no formal method for coordination. As a result, there is a potential for
duplication among many programs that provide similar services to similar
populations. Many of these programs are not required to coordinate with the one-
stop service delivery system, further increasing the potential for duplication. At the
local level, many local workforce investment boards struggle to establish
partnerships, and a seamless system of service delivery has not been achieved.

While Virginia has established the basic components of the service delivery
system mandated by the WIA, the current governance structure precludes the
development of a coordinated, statewide system. The VEC, while it has made some
progress in system development, does not have the authority to coordinate programs
that cut across multiple agencies. Neither the VEC, nor any other existing State
agency would be able to develop the system as intended by the WIA.

Based on the intent of the WIA legislation, the potential for duplication,
and the lack of authority and accountability in the current State structure, JLARC
staff recommend that Virginia should consider adopting a different model of
governing workforce training programs. The new model should consolidate
workforce training programs under one agency, which should be responsible for the
administration of the WIA. In addition, the monitoring of the system and general
policy direction should be the responsibility of the Virginia Workforce Council (the
Council), which includes the Governor, members of his cabinet and members from
the business community. However, the Council should have independent staff
through either the Governor’s office, the office of the Secretary of Commerce and
Trade, or a public-private partnership. It is important to note that this shift in
governance structure will not create additional staff positions. Rather, it will
consolidate existing positions that are currently spread out in multiple agencies.

To establish authority and accountability, the director of the new agency
should be the lead for administration of State workforce training programs, and the
director of the Council should be the lead for strategic planning and system
development. These two individuals should work closely to establish a system that
uses funding in the most effective manner to provide comprehensive, seamless
services in support of a quality workforce and sustained economic development.

In July of 2000, Virginia Implemented the Workforce Investment Act

In July of 2000, Virginia implemented the WIA by establishing the
governance and system components required by the legislation. As shown in the
figure on page iii, the Virginia Employment Commission (VEC) is the lead agency in
administering the WIA and the Virginia Workforce Council (the Council) is the
mandated State board making recommendations on WIA and other workforce issues
to the Governor. At the local level, 17 workforce investment boards (WIBs) were
established throughout the State. These local WIBs set up one-stop service delivery
systems that include 44 comprehensive one-stop centers.

In addition to the oversight of the local service delivery systems, the VEC is
the administrator of the three programs authorized by the WIA: the Adult,
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Dislocated Worker, and Youth programs. These are three of the 17 programs
mandated to partner with the one-stop service delivery system. The local WIBs are
allocated the grant funding for these programs and are provided considerable
flexibility in determining how the program services are provided to the area’s
citizens.

The Potential for Duplication and Inefficiency Continues to Exist Under
WIA, Due to the Lack of State-Level Coordination of Multiple Workforce
Training Programs

Of the 17 federally-funded programs that are mandated to partner with the
WIA service delivery system, 11 are workforce training programs administered by
the Commonwealth of Virginia. In addition to these programs, JLARC staff
identified 11 other workforce training programs funded with federal or State dollars
and administered by State agencies. Collectively, the 22 programs are administered
by ten State agencies in three secretariats, as shown in the figure on page v. In FY
2002, these programs were funded with approximately $255.8 million in federal,
State, and local funds (see the figure on page vi).

Currently, there is no formal State-level coordination among all of these 22
State-administered workforce training programs. The Virginia Workforce Council
does provide strategic planning for the State's overall workforce effort, but is not
involved in the day-to-day coordination and administration of these services.

JLARC staff found that many of the workforce training programs provide
similar employment and training services targeted to the economically
disadvantaged. Further, some of these programs are required by WIA to coordinate
through the local service delivery systems while others are not. Without consistent
State or local coordination, these programs have the potential to be duplicative and
inefficient. Resolving the absence of State-level coordination will be addressed later
in this summary. Local coordination could be improved by mandating that the
programs not currently required to work with and through the one-stop service
delivery system become mandated partners as defined by the WIA. The affected
programs are those funded by the Temporary Assistance for Needy Families (TANF)
block grant and the Education for Independence Program.

Recommendation (1). Employment and training programs funded
through Temporary Assistance for Needy Families and the Education for
Independence program should be mandated to partner with the one-stop
service delivery system as defined by the Workforce Investment Act. The
Governor should make this declaration or the General Assembly should
consider amending the Code of Virginia to reflect this mandated
partnership.

Local Workforce Investment Boards Struggle to Establish the Partnerships
Necessary to Provide Coordinated, Seamless Services

The WIA required a shift in the way workforce training services are
delivered by states. In the past, customers would have to go to multiple places, such
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Trend in Funding of Workforce Training Programs
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as employment commission offices, area agencies on aging, local departments of
rehabilitative services, and community colleges, to access the multitude of services
that might be needed to obtain and maintain employment. The new model embraces
a more coordinated approach, focusing on “one-stop” service access, where access to a
multitude of services is provided at a single location.

Developing a system that incorporates this approach requires the
partnership of many local, State, and private entities. The local workforce
investment boards are responsible for identifying workforce needs in the area and
facilitating the partnerships necessary to create a one-stop service delivery system
that meets the identified needs. Although some areas have been successful in this
endeavor, many local WIBs have had difficulty establishing partnerships.

Part of the difficulty in establishing partnerships has been due to obstacles
created by the multiple federal guidelines for workforce training programs. The
WIA requires that mandated programs contribute to the one-stop system and
provide access at one-stop centers. In an apparent contradiction, programs are
required to contribute funding to a “system” but must still report performance at the

Vi
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program level. This obstacles could be overcome through collaborative data
collection and system tracking, but this needs to occur at the State level, rather than
the local level.

JLARC staff were also made aware of a source of funding for which several
local workforce investment boards may be eligible. The Virginia Tobacco
Indemnification and Community Revitalization Commission will receive about $45
million for economic development activities. According to the director, workforce
training is consistent with the Commission’s mission. Therefore, the local boards in
Southwest and Southside Virginia should apply for additional funding through this
Commission.

Recommendation (2). Local workforce investment boards in
Southwest Virginia (Area 1), New River/Mount Rogers (Area 2), Western
Virginia (Area 3), Central Virginia (Area 7), South Central Virginia (Area
8), Crater Area (Area 15), and West Piedmont (Area 17) should apply for
workforce training funding through the Virginia Tobacco Indemnification
and Community Revitalization Commission.

It Is Unclear How Local Boards Spend WIA Grant Funds

Local WIBs have the flexibility to decide how WIA grant funds are spent on
the WIA programs. The goal would be to use the funds available for workforce
training in an area in the most efficient and effective way. If there are multiple
programs already funding occupational skills training, for example, then the WIA
Adult program funds may be spent mostly on intensive services, such as career
planning and case management, or supportive services, such as child care or
transportation. The participants could be referred to other programs that fund
training.

In order for policy makers to make informed decisions about funding areas
of training that need additional resources, they must first have information on how
current funds are spent. The VEC requires program providers and local WIBs to
request reimbursements from their WIA allocations based only on whether the
expense is for program activities or administration activities. Program expenses
could include such things as training vouchers, supportive payments for child care or
transportation, staff to provide intensive services, or operating expenses of a one-
stop center. To better inform policy makers, the VEC should collect more detailed
information on how funds are spent.

Recommendation (3). The Virginia Employment Commission
should require fiscal agents of local workforce investment boards to
provide detailed and consistent expenditure data, which should include
expenditures on training vouchers and supportive services. These data
should be reported to the Virginia Workforce Council at its quarterly
meetings.

Vii
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Local WIBs Have Implemented the WIA Programs Differently Across the
State

In addition to mandating a new system for delivering workforce services,
the WIA re-authorized three workforce training programs previously administered
through the Job Training Partnership Act (JTPA). The WIA Adult, Dislocated
Worker, and Youth programs are three of the 17 programs mandated to partner with
the one-stop service delivery system. The WIA gives considerable flexibility to states
and local WIBs to administer these programs based on minimum eligibility and
service guidelines. The VEC transferred that flexibility to the local WIBs by taking
a “hands-off” approach to administering these programs during the first two years.
As a result, eligibility, enrollment, exiting, and service provision policies vary across
the State.

The “exiting” policy (the policy by which individuals are removed from a
program) appears the most troublesome, as evidence suggests that some service
providers may not be in compliance with federal law. Because performance
measures come into play once a participant exits one of the programs, there may be
a tendency to keep participant cases open when their outcomes are not successful
based on required measures. The VEC should clarify the exiting policy and monitor
the adherence of service providers to the policy.

Recommendation (4). The Virginia Employment Commission
should clarify and monitor the policy for exiting participants from the WIA
programs.

Sixty Percent of Adults and Dislocated Worker Participants in the JLARC
Study Sample Attended Training Through the WIA Programs

The WIA Adult and Dislocated Worker programs may provide core,
intensive, and training services to eligible participants. Based on a review of 438
participant case files, it appears that, on average, adults and dislocated workers
move through the levels of service in a similar way. As the figure on page ix
illustrates, 63 percent of the participants in the JLARC sample attended training
through the WIA program. It is important to note that the files did not indicate
whether WIA vouchers were used to pay for training or whether funding was
received by another source and the WIA program provided other services to support
training, such as books, supplies, child care, or transportation. Of those participants
who have exited the programs, 72 percent did so with unsubsidized employment.

Preliminary findings show that, on average, employment rates and
earnings for the population of participants in the Adult and Dislocated Worker
programs increased after enrolling in WIA. However, in the first three quarters
after enrolling in WIA, dislocated workers are still earning far less that they earned
in their previous employment. The programs are only two years old, and therefore
the long-term effect of these programs is yet to be determined. These trends should
be reviewed again as the programs mature.

viii



x|

Service Path for Participants in the JLARC Sample

Core Services Intensive Services Training Services
Enrollment
N N\ N
438 438 420 276
Self-Directed _> Staff-Assisted :> Intensive > Training
Core Services Core Services Services Services
-/ S -

N T ;

v

14 4 54 90 60 46 170
Remain in Exited Remain in Exited Did Not Completion Completed
Core Services Intensive Complete Pending Training
100% Exited Services 75% Exited Training
with a Job with a Job
25 35 58 112
Remain Exited Remain Exited
in WIA in WIA
Outcomes : 51% Exited 75% Exited
241 Participants Exited ... with a Job with a Job

72 percent with unsubsidized employment
28 percent for other reasons

Note: Sampling errors for the percentage estimates are reported in Appendix G.

Source: JLARC staff analysis of information collected in participants case files.

Cc0/6T/TT

1d4vdd NOISSININOD

d3anodddv LON



11/19/02 COMMISSION DRAFT NOT APPROVED

Virginia is required to report 17 performance measures for the Adult,
Dislocated Worker, and Youth programs. In FY 2001, the State failed five of the
performance measures, due in large part to the VEC's inability to collect data on
four of the measures. This complication has since been corrected. However, due to
inappropriately developed local performance rates, the State has the potential to fail
its federal performance measures, even though the local areas pass. The VEC
should re-negotiate local rates to correct this problem.

Recommendation (5). The Virginia Employment Commission
should re-negotiate each of the local workforce investment areas’
performance levels for the WIA Adult, Dislocated Worker, and Youth
programs to ensure that the average of the local rates is at least equal to
the rate negotiated for the State.

The Virginia Employment Commission Has Not Completed Several
Mandated Activities, Due in Part to a Lack of Authority

The VEC retains 22 percent of the total WIA grants for administration of
eight mandated activities. Four of the activities are directly related to the
administration and monitoring of the WIA programs. The remaining activities
include assisting in the establishment of the one-stop service delivery system,
providing incentive grants, maintaining fiscal and data management systems, and
administering the Rapid Response program. VEC has completed four of the
activities and part of a fifth. Three of the activities and part of a fourth have not
been sufficiently completed and need improvement. JLARC staff have several
recommendations regarding the activities completed by VEC, which are listed below.

Recommendation (6). The Virginia Employment Commission
should work with the Virginia Workforce Council to establish minimum
standards that training providers must meet in order to be re-certified.
The Virginia Employment Commission should also monitor the re-
certification process conducted by the local workforce investment boards.

Recommendation (7). The Virginia Employment Commission
should work with the Virginia Workforce Council to establish measures to
evaluate the performance of the local workforce investment boards.

Recommendation (8). The Virginia Employment Commission
should work with the Virginia Workforce Council to develop the criteria to
evaluate one-stop centers.

Recommendation (9). The State Dislocated Worker Unit should
collect basic information on companies approached and services provided
by the Rapid Response program in order to evaluate the performance of
the program, suggest improvements, and report regularly to the Virginia
Workforce Council.
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Recommendation (10). The Rapid Response regional coordinators
should report to the Director of the Dislocated Worker Unit within the
Workforce Investment Act Division of the Virginia Employment
Commission.

One of the activities that has not been sufficiently completed is the
establishment of a one-stop service delivery system. Part of the difficulty in
completing this activity is a clear lack of authority. VEC has authority only over the
six programs administered within its own agency. This creates an obstacle in
assisting local WIBs to facilitate partnerships with other programs. In addition, the
VEC oversees the one-stop centers that are located at VEC field offices. These make
up over half of the 44 comprehensive centers in the State. The field offices are
clearly accountable to the State VEC, but it is unclear how accountable they are to
the local WIBs, which are supposed to be guiding the operation of the field offices as
one-stop centers. This confusion in authority and accountability does not support
successful system development.

The State Should Adopt a New State Model to Govern Workforce Training
Programs

The current structure of governing workforce training programs in Virginia
does not facilitate coordinated, seamless service to customers. As this report
illustrates:

» There is no State-level coordination of workforce training programs.

 There is a clear potential for duplication, as many programs have
similar eligibility requirements and provide similar services.

* While the components of one-stop service delivery systems are in
place, a coordinated system as intended by WIA has not been realized.

e Local WIBs have had difficulty establishing the partnerships
necessary to facilitate true seamless service to customers due to a lack
of authority over partner programs and a lack of commitment from the
State.

* The Virginia Employment Commission does not have the authority to
effectively facilitate the development of a coordinated, statewide
system of workforce training.

The two characteristics of governance that are lacking in Virginia's
structure are authority and accountability. There is no individual or entity in State
government, other than the Governor, that has the authority to require and
facilitate effective coordination. As a result, programs may be duplicative, one-stop
service delivery is not seamless, and funds may be not be used in the most efficient
way to serve Virginians’ employment and training needs. Because of the lack of
authority over program services, it is unclear who, or what entity, should be held
accountable for Virginia's lack of a coordinated workforce training system.

Xi
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JLARC staff recommend that Virginia adopt the model presented on page
xiii to facilitate service delivery of a multitude of workforce training programs.
Implementation of the model requires that the State:

» Consolidate multiple workforce training programs within a new
agency and assign the new agency as the lead agency for WIA.

» Assign independent staff to the Virginia Workforce Council, through
the Governor's office, the office of the Secretary of Commerce and
Trade, or a public-private partnership.

» Designate the Director of the Virginia Workforce Council as the lead
for workforce training and development in the State.

This model provides authority through the head of the new State agency,
who is responsible for multiple workforce training programs. These programs could
include Employment Service, TANF-funded employment and training programs, and
WIA programs. In addition, it is important to note that the other functions of the
Virginia Employment Commission, such as Labor Market Information and
Unemployment Insurance, would be assumed by the new agency, since they are
integrally related to the workforce effort. The new agency would be held
accountable for the performance of workforce training programs and the one-stop
service delivery system. The Secretary of Commerce and Trade should develop a
plan to facilitate this action. It is important to note that the new agency will not
require additional staff since the agency will consolidate existing staff who are
currently spread out among multiple agencies.

The Virginia Workforce Council, through its staff Director, who is
appointed by the Governor, is responsible for policy direction and the development of
a one-stop service delivery system. This separation of system development and
program administration also facilitates accountability and establishes a balanced
system that relies on private sector direction, through the Council and its staff
Director, and day-to-day program administration through a single State agency and
its head. The roles and responsibilities for the Council’s staff Director and the new
State agency head are shown in the figure on page xiv. As shown, the staff Director
of the Council is the lead for the State on issues related to strategic planning, policy
guidance, and coordinating issues crossing agency and Secretarial boundaries. In
contrast, the head of the new State agency is the lead for the implementation and
administration of the one-stop service delivery system and the programs that are
consolidated within the new agency. These two individuals should work closely to
establish a system that uses funding in the most effective manner to provide
comprehensive, seamless services in support of a quality workforce and sustained
economic development.

Xii
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Roles and Responsibilities of the New State Agency Head
and the Virginia Workforce Council Staff Director

Council Staff Director New State Agency Head
« Make recommendations to the Governor on < Implement WIA policies recommended
WIA policy guidance for the State agency by the Council and approved by the
and local WIBs. Governor.
« Monitor and evaluate the overall ¢ Operate the one-stop service delivery
performance of the one-stop service delivery system.
system.

< Administer the workforce training
 Provide strategic planning for the State’s programs within the agency.

system of workforce training. « Act as the point of contact for citizens,

* Act as the point of contact for the business employers, and WIBs on programmatic
community, localities, WIBs, and staff from and operational issues such as:

other agencies on policy issues such as: . .
9 policy  Service delivery

* Strategic planning « Program management and

« Economic development administration
¢ Jurisdictional issues * Issues related to specific
programs administered by the

« Coordination of issues crossing

agency/Secretarial boundaries new agency

Recommendation (11). The General Assembly may wish to consider
consolidating workforce training programs under a new State agency for
workforce training and development. The new agency should also assume
the functions currently completed by the Virginia Employment
Commission. The new State agency head should be the lead for the
implementation and administration of the one-stop service delivery system
and the programs consolidated within the agency. The Secretary of
Commerce and Trade should develop a plan for the consolidation into a
single agency workforce training programs as well as other functions
currently performed by the Virginia Employment Commission.

Recommendation (12). The General Assembly may wish to consider
assigning independent staff to the Virginia Workforce Council through the
Governor’s office, the office of the Secretary of Commerce and Trade, or a
public-private partnership. The Virginia Workforce Council, through its
staff Director, should be the lead for strategic planning, policy guidance,
and coordination of issues crossing agency or Secretarial boundaries. Staff
for this function should be assigned from existing, reconfigured agencies.

Xiv
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I. Introduction

In 1998, Congress initiated a new approach to coordinating federal
employment and training programs with the passage of the Workforce Investment
Act (WIA). With a focus on private sector involvement, customer choice, attention to
employer needs, and state and local flexibility, the legislation developed the
framework for a “system” of service delivery to coordinate a myriad of federal
workforce training programs. Virginia is in compliance with this federal law, as the
required components of the WIA service delivery system have been established.
However, the Commonwealth has not yet met the overall intent of the legislation,
and a true system of workforce training has not been achieved.

The WIA provides an opportunity for Virginia to expand on the system
framework described by the legislation and embrace a new model for serving clients,
which includes both Virginia citizens and employers. At “branded” one-stop centers,
individual clients would recognize and expect access to workforce-related services,
including training and supportive services. Business clients would expect the
centers to be a source of qualified workers. Only through a change in State
structure, strong leadership at the highest levels of State government, and a
commitment to seamless service delivery, will this model be achieved.

In the 2002-2004 Appropriation Act (Appendix A), the General Assembly
directed the Joint Legislative Audit and Review Commission (JLARC) to review the
administration of the WIA by the Virginia Employment Commission (VEC). The
VEC was vested with the responsibility of implementing and administering the WIA
when it took effect in July of 2000. The VEC was charged with overseeing the
establishment of a one-stop service delivery system and administering the three
workforce training programs authorized by the legislation.

In addition to the Appropriation Act mandate, JLARC directed its staff to
examine the coordination between all workforce training programs administered by
the Commonwealth to identify the potential for streamlining or coordinating
programs. One of the issues of concern to the Commission was the proliferation of
workforce training programs administered by multiple State agencies, and the
potential for service duplication and inefficiencies.

Given the challenging economic situation currently faced by Virginia, how
the Commonwealth spends limited federal and State dollars earmarked for
workforce training is an important public policy issue. Having a quality workforce is
one key to sustainable economic development. There is a concern that public dollars
available to train workers might be bureaucratically entangled rather than serve the
workforce training needs of Virginia’s citizens and employers.

This chapter provides background information on workforce training in
Virginia and discusses the methodology used in this review. The first section
discusses the individuals served by public workforce training programs and the
various iterations of federal workforce legislation. The second section describes how
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Virginia has implemented the Workforce Investment Act. The third section
describes the research methods employed by JLARC staff to evaluate both the
Commonwealth’'s overall approach to workforce training and the Virginia
Employment Commission’s administration of the Workforce Investment Act.

WORKFORCE TRAINING IN VIRGINIA

Prior to the passage of the WIA, Congress had initiated three major pieces
of federal workforce legislation that dated back to the 1960s. The Manpower
Development and Training Act (MDTA), the Comprehensive Employment and
Training Act (CETA), and the Job Training Partnership Act (JTPA) each authorized
and funded a variety of workforce training programs that states were required to
implement and administer. Although the WIA also authorized three programs, the
legislation departed from previous practice by mandating a method to coordinate
multiple workforce training programs.

Public workforce training efforts serve a variety of individuals. First,
“dislocated workers” who are laid off or terminated from their jobs due to economic
conditions may need training and supportive assistance in their job search. Second,
individuals who have barriers to employment, such as the disabled, recipients of
public assistance, or individuals without a high school education, may need
education or supportive assistance. Lastly, any citizen who is looking for a new job
may need assistance in finding appropriate options.

This section describes the various individuals served by Virginia’s
workforce training effort. In addition, it must be noted that businesses are also
customers of the workforce training effort, as training is most beneficial when there
is employer demand for those skills. This section also describes the three major
pieces of federal workforce legislation and how they were implemented in Virginia.

Types of Individuals Served by Virginia's Workforce Training Effort

Maintaining a quality workforce is one of the keys to sustained economic
development. The probability of employers expanding or building in Virginia is
increased if there are trained workers to fill necessary positions. Therefore,
although individuals are most often the clients of workforce efforts, it is important to
keep in mind business and industry as the ultimate employers of the workers.

This section describes the various individuals that workforce training
programs are intended to serve. The remainder of this section describes several
types of workers, including: dislocated workers, individuals with barriers to
employment, and individuals changing careers. When effectively implemented, the
WIA one-stop service delivery system would be capable of addressing the needs of all
of these individuals.

Workers Affected by Economic Conditions. One of the primary
purposes of workforce training programs is to serve workers affected by economic
conditions. The current economic situation in many of Virginia's localities is
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challenging. Unemployment rates have risen statewide in Virginia, as shown by
Figure 1. Virginia has faced an unemployment rate at or above four percent since
September of 2001. Moreover, in some areas of Virginia, mass layoffs at
manufacturing and textile plants have created pockets of laid-off workers who have
limited transferable skills in regions with little economic growth.

Due to the recession, re-location of manufacturing industries overseas, the
tragedy of September 11th, and recent corporate accounting scandals, major layoffs
continue to impact the Commonwealth’'s workforce. In FY 2002, 121 Virginia
businesses closed or laid off enough workers to trigger a federally required Worker
Adjustment and Retraining Notification, or WARN. These events affected over
20,000 workers and have contributed to the statewide average unemployment rate
remaining over four percent for the last year.

Although the average statewide unemployment rate is below the national
average of 5.7 percent, some of Virginia’s localities are facing double-digit
unemployment rates. In September of 2002, 32 localities had unemployment rates
above the national average. Of these, ten localities (all in Southside and Southwest
Virginia) had unemployment rates of ten percent or higher, as shown in Figure 2.
The highest rate of unemployment was felt by those living in the City of Galax,
where almost 18 percent of the civilian labor force was unemployed. These high

Figure 1

Unemployment Rate in Virginia, July 2000 to September 2002
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Figure 2

Virginia Localities Facing Unemployment Rates Above the National Average

(September 2002)
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rates are due in part to large plant closings in the manufacturing and textile
industries.

The workers who were affected by the layoffs and plant closures that
contributed to the high unemployment rates are referred to as “dislocated workers.”
Dislocated workers may be in need of many types of services. For example, some
workers are laid off from highly skilled jobs and have a good work history and
transferable skills. These individuals may only need temporary unemployment
insurance and assistance looking for a new job. Others are laid off from a highly
skilled job, but their specialized skills were in a technology that has changed. These
individuals may need some assistance re-training or upgrading their skills before
searching for a new job. Workers who are laid off from unskilled jobs may need
additional services. For example, they may need some basic education skills before
re-training for a new position. The State’s workforce effort is intended to address all
of the various needs of dislocated workers.

Individuals Who Have Barriers to Employment. Another type of
worker served by public workforce training programs are those individuals who have
one or more barriers to employment. For example, there are many recipients of
public assistance, such as welfare or food stamps, who are required by federal law to
participate in a workforce employment and training program. These individuals
may have other barriers as well, such as limited education or child care needs due to
being a single parent.

Other individuals, who are not on public assistance, may also have barriers
to employment, such as a disability or limited education. They may have other
supportive services needs, such as child care or transportation, that limit their
employment and training options. These individuals may be in need of
developmental services before moving into a skills training program. Such services
could include literacy, GED education, counseling, or job readiness skills such as
interviewing and resume writing.

Individuals Changing Jobs or Careers. There is another group of
people in the workforce who have not been laid off, are not on welfare, and may have
few barriers to employment. They are simply ready for a new job or career.
Virginia's workforce effort also needs to serve these individuals, providing a link
between potential employees and businesses.

Evolution of Federal Workforce Training Programs

Since the early 1960s, Congress has authorized funding for comprehensive
workforce training programs to address the needs of clients described in the
previous section. Historically, the authorized programs have been established to
provide specific services, such as occupational skills training or on-the-job training
to a specific population, such as low-income or dislocated workers. Although the
eligibility requirements, services provided, and level of funding changed over the
years, the general premise of providing training to under-trained populations to
support sustained economic development has been a constant theme.
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This section focuses on the history of what are considered the three major
pieces of comprehensive federal workforce legislation prior to the WIA. Knowledge
of these programs is important because of their residual effects on the WIA and
Virginia's implementation of it. Exhibit 1 summarizes the titles of each of the three
Acts and the WIA. Virginia has established a different method for implementing
each of the federal Acts, as illustrated in Figure 3. Currently, the Virginia
Employment Commission (VEC) is the lead agency for the latest legislation, the
Workforce Investment Act (WIA).

The Manpower Development and Training Act (MDTA) of 1962. In
the early 1960s, technology was advancing at a rapid rate. As a result, the nation
was facing high unemployment rates despite a thriving economy. To address the
need to train workers unemployed due to technological advances, Congress passed
the Manpower Development and Training Act (MDTA) of 1962. This program was

Exhibit 1

Federal Comprehensive Workforce Legislation

Manpower Development and Training Act (MDTA), 1962
I. Required the U.S. Secretary of Labor to study the nation’s manpower
I1. Authorized funding for training allowances, on-the-job training, and a National
Advisory Committee
111. Miscellaneous

Comprehensive Employment and Training Act (CETA), 1973

I. Established prime sponsors, planning councils, manpower plans, and authorized
comprehensive workforce services

I1. Authorized public employment programs

I11. Authorized programs targeting Native Americans, Alaskan natives, and migrant and
seasonal farmworkers. In addition, this title established research and evaluation
methods

IV. Re-authorized Job Corps

Job Training Partnership Act (JTPA), 1982
I. Established service delivery areas, private industry councils, performance measures,
and a state council
I1. Authorized funding for the Adult and Youth programs
I11. Authorized funding for the Dislocated Worker program
IV. Re-authorized Job Corps, Wagner-Peyser and programs for Native Americans, migrant
and seasonal farmworkers, and veterans

The Workforce Investment Act (WIA), 2002
I. Establishes a one-stop service delivery system and authorizes funding for the Adult,
Dislocated Worker, and Youth programs
Il. Amends and re-authorizes the Adult Education and Literacy Act
I1l. Amends and re-authorizes the Wagner-Peyser Act
IV. Amends and re-authorizes the Rehabilitation Act of 1973
V. Authorizes incentive grants and establishes performance measures

Source: Public Laws 87-415, 93-203, 97-300, and 105-220.




Figure 3

Timeline of the Implementation of Comprehensive Federal Workforce Legislation
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jointly administered by the U.S. Department of Labor and the U.S. Department of
Health, Education, and Welfare.

The program targeted dislocated workers who were in need of re-training
for specific jobs. Federal funds required a fifty-percent state match, and much of the
control over the program’s administration rested with the states. Many of the
participants received on-the-job training, where the program provided the funds for
training and the employer paid the participants’ wages.

Two years after the MDTA was enacted, Congress passed the Economic
Opportunity Act (EOA), which provided funding for employment and training
services targeted to the impoverished population. It also created the federal Office
of Economic Opportunity and local action agencies to administer these services.
Under the EOA, the Public Service Careers (PSC) program was established to
provide work experience to the poor through placement in government agencies,
which were often located in urban areas accessible to clients. This was a departure
from other programs, which had focused on moving clients into the private
workforce. One of the programs established under the EOA, Job Corps, is still in
existence today. This program targets at-risk youth ages 16 to 21 who are out of
work and lack the skills necessary to obtain employment. Through a holistic
approach to training, youth in this residential program may receive basic education,
counseling, skills training, and job placement assistance. The program is currently
administered directly by the Employment and Training Administration (ETA) of the
U. S. Department of Labor (DOL).

The Comprehensive Employment and Training Act (CETA) of 1973.
In an effort to increase local control over the delivery of workforce training services,
Congress passed the Comprehensive Employment and Training Act (CETA), which
superseded the MDTA and the EOA (with the exception of the Job Corps program).
However, the oil embargo of 1974 and other factors resulted in a national
unemployment rate increase from five percent to a high of nine percent in the spring
of 1975. Given the situation, the focus was shifted from a locally operated training
program to a program creating subsidized public service jobs. By 1978, when the
number of public service slots reached its peak, more than $6 billion was supporting
the slots nationwide.

In Virginia, the Governor's Employment and Training Council was
established, as required by the legislation, to act in an advisory capacity to the
Governor. The CETA funds were distributed to “prime sponsors” throughout the
State to contract with providers for the employment and training services. Ten of
the eleven prime sponsors were local government entities serving the State’s urban
areas. The remaining prime sponsor was the Virginia Employment Commission,
which was termed the “balance-of-state” sponsor. The VEC administered training
contracts for over half of the State’'s CETA clients.

In 1978, Congress amended CETA to incorporate more local control and
more cooperation between the business community and the public sector. In this
revision, private industry councils (PICs) were developed to advise prime sponsors in
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the use of CETA funds. The amendments to CETA required that a majority of the
PIC members must represent the business sector.

The Job Training Partnership Act (JTPA) of 1982. In 1982, Congress
passed the Job Training Partnership Act (JTPA), which departed from the approach
of providing public service jobs and attempted to strengthen the role of local
government. Although JTPA left intact the private industry councils (PICs), it did
alter their role from advisory to policy making. Program and funding decisions had
to be jointly agreed upon by the PIC and the local elected officials in the various
localities served by the PIC. State governors were to resolve any disputes between
local elected officials.

JTPA authorized funding to provide employment and training services to
the following populations: dislocated workers, economically disadvantaged adults,
and economically disadvantaged youth (in-school and out-of-school). Services
included on-the-job training, education, and job search assistance. Fourteen local
service delivery areas were established in Virginia and the private industry councils
established under CETA remained to link private industry with public workforce
training efforts. As before, at least half of the PIC members had to represent the
business community.

New components of the workforce effort under JTPA included mandated
national performance targets, with incentives for good performance and sanctions
for poor performance. Funding was provided directly to the governors’ offices to
coordinate JTPA with related social programs. When JTPA was first implemented
in Virginia, the Governor’'s Employment and Training Division (GETD) was created
and given authority over the funds. Several years later, in 1987, the General
Assembly changed the name of the GETD to the Governor's Employment and
Training Department, which had the same responsibilities and acronym.

THE WORKFORCE INVESTMENT ACT OF 1998

With the passage of the Workforce Investment Act of 1998, Congress
maintained the programs created under its predecessor, the Job Training
Partnership Act (JTPA), but also provided unprecedented flexibility to states and
localities to coordinate federal programs and facilitate a union between employers,
training providers, and job seekers. Upon implementation in Virginia, then
Governor Gilmore placed responsibility for administration of the legislation with the
Virginia Employment Commission (VEC). With this assignment, the responsibility
for administering workforce training was shifted from the Secretariat of Health and
Human Resources to the Secretariat of Commerce and Trade, signaling a closer
relationship between workforce training and economic development.

The goals of the WIA, according to the U.S. Department of Labor, are:

1. Streamlining services — by coordinating partners through one-stop
centers, such that services are accessible to both clients and
businesses.
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2. Empowering individuals — through individual training accounts
allowing customer choice, provision of information on the labor market
and training providers, and guidance by one-stop system partners.

3. Universal access — by allowing all citizens to access “core” services,
including information on labor market, job search assistance, and
instruction on resume writing and interviewing.

4. Increased accountability — through negotiated performance
measures focusing on an increase in employment, retention, and
earnings.

5. Strong role for local workforce investment boards and the
private sector — by strategic planning, developing policy, and
overseeing the one-stop service delivery system.

6. State and local flexibility — with substantial authority for the
Governor and the chief local elected officials.

7. Improved youth programs — linked to labor market needs.

To accomplish the above goals, the WIA introduced a system of service
delivery that focuses around “one-stop” centers, which act as brokers between clients
and services. Figure 4 illustrates the substantial change in the model of service
delivery. As shown on the upper left side of the graphic, there were multiple entry
points to services in the former model, requiring clients to know where to access
various services and then go to each of the points of entry. With WIA, access to the
services is provided through a single location (one-stop centers) so that clients may
go to one place and have access to multiple programs and information (bottom left
side of graphic). The right side of the graphic illustrates that the one-stop center
acts as a broker between clients (businesses or individuals) and programs
(government agencies, non-profit organizations, and training providers).

Virginia began the process of implementing WIA in 1998 and the WIA
system was considered implemented on the legislation’'s effective date of July 1,
2000. Figure 5 illustrates the governance model adopted by Virginia to administer
WIA. The State level organization consists of a lead agency, the Virginia
Employment Commission (VEC), and a State board, the Virginia Workforce Council
(the Council). The local level organization consists of 17 local workforce investment
areas, each with a local workforce investment board to facilitate private sector
involvement and development of a one-stop service delivery system. The following
sections describe the components of the State governance in detail.

10



TT

Figure 4

Transition to a One-Stop Service Delivery System Model
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Figure 5

Current Model of WIA Governance in Virginia
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State Level Administration of the the Workforce Investment Act

To facilitate state flexibility, the Workforce Investment Act gives
considerable authority to the governor to make policy and spending decisions for the
WIA grant money. To assist the governor, the WIA requires that each state
designate an agency to act as lead for administering the WIA grants and a state
board to guide the state’s workforce training effort. Upon implementation, the
Virginia Employment Commission became the lead agency for the WIA grants. The
Governor's Employment and Training Department, which had administered WIA’s
predecessor, the Job Training Partnership Act, was disbanded. In addition, an
existing council was expanded and renamed the Virginia Workforce Council (the
Council) to act as the mandated state board for WIA.

Virginia Employment Commission. Since the early 1980s, the JTPA
programs had been administered by GETD, an agency within the Secretariat of
Health and Human Resources. Upon passage of the WIA, a decision had to be made
whether to leave that responsibility with GETD or to move administration to a new
agency. Ultimately, the GETD was dishanded and the implementation and
administration responsibilities of the WIA were assigned to the Virginia
Employment Commission, an agency within the Secretariat of Commerce and Trade.
The VEC had been the balance-of-state sponsor under CETA, but had not
administered a comprehensive workforce training program in 18 years.

Staff who were working at the VEC during the transition cite several
possible reasons for the establishment of VEC as the lead agency. First, the VEC
already administered five of the mandated partner programs. Second, the WIA
legislation put a heavy focus on linking workforce training to economic development
and the VEC was appropriately situated within the Secretariat of Commerce and
Trade to facilitate such a relationship. Lastly, the U.S. Department of Labor
originally classified the WIA as a “work first” program, which staff state was
consistent with the VEC'’s mission.

As lead agency, VEC is the grant recipient for the federal WIA funds and
completes eight activities that are mandated by the Workforce Investment Act,
which are listed in Exhibit 2. These include four activities related to program
oversight and four other activities, including assisting in the establishment of a one-
stop service delivery system. In addition, during the 1999 General Assembly
Session, the VEC was directed through the Code of Virginia to provide staff to the
Virginia Workforce Council. The Virginia Community College System is also listed
in the Code as staff to the Council.

Virginia Workforce Council. To establish the State board mandated by
the WIA, then Governor Gilmore looked to an existing entity, the Workforce
Training Council. Created during the 1998 General Assembly Session, this council
had the charge of identifying current and emerging workforce needs, assessing
potential markets, identifying training needs, creating strategies to match job
seekers with employers, and certifying courses and training programs. It was
staffed by the Virginia Community College System.

13
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Exhibit 2

WIA-Related Responsibilities of the VEC

Responsibilities Mandated by the Workforce Investment Act

Activities Related to the Oversight of WIA Programs
1. Maintain a list of eligible training providers.
2. Conduct performance evaluations at the State and local level.
3. Provide technical assistance to local areas that do not meet their negotiated
performance measures.
4. Provide additional assistance to areas with high concentrations of eligible youth.

Other Activities

Assist in the establishment and operation of a one-stop delivery system.
Provide incentive grants.

Operate fiscal and data management systems.

Administer a Rapid Response program.

© N o O

Responsibilities Mandated by the Code of Virginia

1. Serve as staff to the Virginia Workforce Council.

Source: JLARC staff analysis of the Workforce Investment Act and §2.2-2669 (F) of the Code of Virginia.

During the 1999 General Assembly Session, the name of this body was
changed to the Virginia Workforce Council (the Council), and its membership was
expanded to meet the requirements of the WIA. The WIA requires that at least a
majority of the Council members be from the private sector. As shown in Exhibit 3,
23 of the 43 members of the Council represent the business community. In addition,
the Governor sits on the Council along with ten other secretaries and agency heads.
Four members are from the General Assembly, and the remaining members are
from labor and local government. The Governor appoints all of the members with
the exception of the two Delegates, appointed by the Speaker of the House, and the
two Senators, appointed by the Senate Committee on Privileges and Elections.

The Council acts in an advisory capacity to the Governor and makes
recommendations on WIA and other workforce issues. As shown in Exhibit 4, the
WIA legislation states that the Council is responsible for assisting the Governor in
multiple activities, including the development of a one-stop service delivery system,
providing incentive grants, and creating a State plan for workforce training. In
addition, Exhibit 4 lists the activities that are required of the Council through the
Code of Virginia. As shown, the body is responsible for certifying non-credit courses
that are offered by public, private, and proprietary schools and creating strategies to
link potential employees to jobs.

14
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Exhibit 3

The 43 Members of the Virginia Workforce Council

Executive Branch Members (11)

Governor

Secretary of Commerce and Trade

Secretary of Education

Secretary of Health and Human Resources

Secretary of Technology

Director, Department of Business Assistance

Chancellor, Virginia Community College
System

Director, State Council of Higher Education

President, Center for Innovative Technology

Executive Director, Virginia Economic
Development Partnership

Commissioner, Virginia Employment
Commission

Legislators (4)

2 Delegates, appointed by the Speaker of the
House

2 Senators, appointed by the Senate
Committee on Privileges and Elections

Members Appointed by the Governor

Business Representatives (23)

President, Virginia Chamber of Commerce

President, Virginia Manufacturer’s
Association

1 representative of private non-profit
institution

1 representative of proprietary schools

1 representative of health care employers

18 other business representatives

Labor Representatives (2)
President, AFL-CIO
1 other representative of labor

Other (3)

1 mayor

1 chairperson of a county board of
supervisors

1 representative of a community-based
organization delivering workforce
activities

Source: Section 2.2-2669 (B) of the Code of Virginia.

Local Level Administration of the Workforce Investment Act

Prior to implementation of the WIA, Governor Gilmore established 17

workforce investment areas based on the requests of local elected officials (Figure 6).
One of the counties or cities in each area was designated as the grant recipient for
the WIA funds. In some areas, the grant recipient also acts as the fiscal agent for
the funds, while in other areas, the grant is written over to a nonprofit entity to act
as fiscal agent. Local elected officials established local workforce investment boards
in each area to assess needs, develop a one-stop service delivery system, and
establish policies for the administration of the WIA Adult, Dislocated Worker, and
Youth programs.

Local Workforce Investment Boards and Local Elected Officials.
The WIA legislation does not limit the number of members on local workforce
investment boards, resulting in boards ranging from 29 to 53 members. However, it
does require that a majority of the members represent the private sector. This
facilitates involvement of local business in the development of a plan to provide
workforce services that meet the needs of industry in the area through a one-stop
service delivery system. In addition, the boards are responsible for implementing

15
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Exhibit 4

Responsibilities of the Virginia Workforce Council

Responsibilities Mandated by the Workforce Investment Act

Assist the Governor to:
Designate local areas
Oversee creation of local boards and the one-stop system
Establish policies, guidelines, interpretation
Develop five-year plan
Develop allocation formulas
Submit annual report to DOL
Develop performance measures
Develop incentive grants
Review local plans
. Develop linkages in order to assure coordination and nonduplication among programs
and activities
11. Certify courses for the Workforce Training Access Program and Fund
12. Develop a statewide employment statistics system

©oNoGA~WNE
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Responsibilities Mandated by the Code of Virginia

Identify current and emerging workforce needs.

Assess potential markets for increasing the number of workers available to business.
Forecast and identify training requirements for the new workforce.

Create strategies that will match trained workers with available jobs.

Certify non-credit courses and programs of training.

Make alterations from time to time in such approved programs (non-credit).

Seek to identify specific and existing workforce needs with the assistance of regional
workforce centers.

7. Meet with representatives of each regional workforce center at least annually.

8. Establish procedures for a Workforce Development Training Fund.

9. Provide an annual report to the Governor.

N

o0k w

Source: JLARC staff analysis of the Workforce Investment Act and Section 2.2-2670 (A) of the Code of Virginia.

the WIA Adult, Dislocated Worker, and Youth programs, which are three of the
programs mandated to partner with the one-stop service delivery system. The
boards are not allowed to administer the programs, but they are responsible for
selecting the providers and establishing policies for the programs.

Exhibit 5 lists the responsibilities of the local WIBs as mandated by the
WIA. It is important to note that many of the activities must be completed with the
partnership or approval of the chief local elected official (established as such by the
local elected officials). The first group of activities support system development,
such as selecting one-stop operators and entering into memoranda of understanding
(MOUs) with partner programs. These MOUs are intended to outline the cost and
resource sharing of the partner programs with the one-stop service delivery systems.
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Exhibit 5

Responsibilities of the Local Workforce Investment
Boards

Activities Related to System Development

Develop a five year plan in partnership with the chief elected official.

Select one-stop operators with the agreement of the chief elected official.

Assist the Governor in developing the statewide employment statistics system.
Coordinate activities with economic development strategies and develop employer
linkages.

Promote private sector involvement in the one-stop system.

Appoint a youth council.

Enter into memoranda of understanding with partner programs.

Develop a budget subject to approval by the chief elected official.

Establish local policies and conduct oversight of the WIA programs.

PobhPE
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Activities Related to the Administration of the WIA Programs

1. Select eligible Youth program providers, eligible intensive service providers for the
Adult and Dislocated Worker program, and eligible training providers.
2. Negotiate performance measures with the chief elected official and the Governor.

Source: JLARC staff review of the Workforce Investment Act.

These partnerships will be discussed in more detail in Chapter Ill. The second
group of activities in Exhibit 5 includes those necessary to administer the WIA
Adult, Dislocated Worker, and Youth programs. Local WIBs are responsible for
designating program providers and negotiating the level of performance expected of
the programs.

One-Stop Centers. A one-stop center is a physical location where
individuals or businesses may access various workforce services. There are three
types of centers, comprehensive, satellite, and informational, which are defined
below:

» A comprehensive center is one in which core services (for example, intake,
job search assistance, labor market and training information) are
provided and there is access to all mandated partners.

» A satellite center may be any entity that provides services as determined
by the assessment of local needs by the local WIB. If any WIA money
contributes to a satellite center operations, then core services must be
provided.

18




11/19/02 COMMISSION DRAFT NOT APPROVED

 An informational center is one that provides information, electronic
linkages, or referral to other centers in the system.

As mentioned above, the local WIBs are responsible for selecting the
operators of the one-stop centers. Operators may be chosen through a competitive
bidding process or by establishing a “consortium operator,” which must include at
least three entities that administer mandated partner programs. Three areas are
now using the competitive bidding process, while the remaining areas have
established consortium operators.

The WIA legislation requires that there be at least one comprehensive one-
stop center in each local workforce investment area. There are currently 44
comprehensive one-stop centers in Virginia, which are illustrated in Figure 6 on
page 17. In addition, there are currently 26 satellite centers and 15 informational
centers in Virginia. Centers are located at a variety of places, as shown in Table 1.
The majority of the comprehensive centers, 28 of the 44 centers, are located at VEC
field offices. An additional seven comprehensive centers are located at community
colleges. Other centers are located at local departments of social services and
nonprofit organizations.

Mandated Partner Programs. The WIA requires that 17 federally
funded programs partner with the one-stop service delivery systems. These
programs are required by the WIA legislation to do the following:

* make core services available through the one-stop service delivery
system,

e use a portion of program funds (to the extent not inconsistent with
federal regulations) to create and maintain one-stop centers and
provide core services,

Table 1

Location of Comprehensive and Satellite
One-Stop Centers

Location Comprehensive | Satellite
Virginia Employment Commission field offices 28 5
Local community colleges 7 2
Sites operated by local government consortiums 6 3
Local departments of social services 1 5
For-profit organizations 1 1
Nonprofit organizations 1 10
Total 44 26

Source: JLARC analysis of survey of one-stop operators.
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e enter into a memorandum of understanding with local boards, and
» provide representation on local boards.

As shown in Exhibit 6, 11 of the 17 mandated programs are workforce
training programs administered by the State. Three of the programs primarily
provide supportive services and three of the programs are administered by either the
federal government or a nonprofit organization.

WIA Adult, Dislocated Worker, and Youth Programs.

In addition to mandating a new approach to delivering workforce services,
the WIA legislation authorized the Adult, Dislocated Worker, and Youth programs.
These are three of the 17 programs mandated to partner with the one-stop service
delivery system. The WIA grants used to administer these programs are received by

Exhibit 6

17 Mandated Partner Programs

State Administered Workforce Training Programs

Adult Education and Literacy Programs
Employment Service

Post-Secondary Career and Technical Education Perkins (Title I)
Senior Community Service Employment Program
Trade Adjustment Assistance Programs
Veterans Employment and Training Programs
Vocational Rehabilitative Services
Welfare-to-Work

. WIA Adult Program

10. WIA Dislocated Worker Program

11. WIA Youth Program
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State Administered Programs that Primarily Provide Supportive Services

12. Community Services Block Grant
13. HUD Employment and Training Programs
14. Unemployment Insurance

Workforce Training Not Administered by Virginia

15. Job Corps (administered by the U.S. Department of Labor)

16. Migrant and Seasonal Farmworkers Program (administered by a nonprofit
organization)

17. Native Americans Employment and Training Programs (admin